INTRODUCTION
Rural-to-urban migration is a pervasive phenomenon in all developing countries. [1] Migrant workers in China flowed from rural areas to the urban areas since 1980s. Because of their disadvantageous situations, their income is below the average incomes, their children are not offered good opportunities for better education, and they will have no security after they get old. Lack of old-age insurance, they will face living risk in their future life. This means that such a large group, which was approximately 229.78 million in 2009 [2] and reached about reached 252 million in 2012 [3] , won't have a guaranteed future and this will cause misery to migrant workers after they get old and to their family indirectly.
This research will trace the policies changes to reveal the government for a long time have been working on state development therefore social security for migrant workers has not been its concern. Because of such government development philosophy, migrant workers' capabilities are not promoted by government. I would like to argue that the government development philosophy lead to the lack of capabilities, which lead to the low participation in old-age insurance of migrant workers. A case study will be used to prove the lack of migrant workers' capabilities lead to the low participation of old-age insurance.
Explanations of the Low Participation
There is a pervasive opinion hold by some government officials, and employers 1 that migrant workers' attitudes towards old-age insurance have also induced the low participation rates. Du Yang holds that there are three main reasons for low enthusiasm: one important factor is poverty. Migrant workers' earnest wish is to improve their economic situation, but not through old-age insurance; the second factor is the difficulty of transferring old-age insurance, which deterred migrant workers from participate; the third factor is that most migrant workers are still young and they do not appreciate the value of old-age insurance and providing for future life risks [4] . Du Yang's explanation provides a direct reason for the low participation of migrant workers' old-age insurance. International Labour Organization also concerned the myopia and lack of confidence in old-age insurance is one reason of low participation. [5] Some scholars hold that the low level education of migrant workers lead to the unawareness of rights protection and their social security rights. [6] The research reveals the fact of low education level of migrant workers, however, this does not implicate they are to be blamed for their irrational choice of not participating old-age insurance. On contrary, through questionnaire survey, I found most migrant workers are not myopia and they do have awareness to participating old-age insurance scheme. Apart from that, both researches confirm migrant workers' lack in capabilities, and this research seeks to argue the situation of migrant workers is the result of the state development philosophy. Migrant workers' participation also influenced by their capabilities, which are also shaped by the state development philosophy.
The state development philosophy is the underpinning of the defected social security institutions and failure of migrant workers' participation of old-age insurance schemes. My research holds that Chinese policy makers for quite a long time have been working on the idea of state development, then the social security system including old-age insurance serve the development. Then social security including old-age insurance as well as migrant workers is not the concern of the policy makers.
POLICY CHANGES CIRCUMSTANCES AND PHILOSOPHIES
Migrant workers' old-age welfare is closely related to the changes of the policies of old-age insurance, social security, as well as household registration. I examine the three kinds of policies because they are related to migrant workers' old-age insurance in direct or indirect ways. The household registration system divided the population into rural and urban population, which bring the concept of migrant workers moving from rural to urban areas. Social security system framed the basic old-age income of all the people including migrant workers. So the examination of the three kinds of policies helps to explain the old-age insurance policy for migrant workers.
Before the economic reform in the late 1970s, the state development focus on heavy industry and all the social policies serve this aim. During the 1950s China carried out series of laws and regulations which divided the population into urban and rural residential groups to control population and shape developmental priorities.
[7] The system was formalised as a permanent system in 1958 by issuing Regulations on Household registration in the People's Republic of China. The dual-structural institution was finally established. Urban and rural parts are two classifications for income, housing, grain rations, medical and other services, education, employment and retirement. [8] The rural welfare depends on the wubaohu system (five guarantees), under which social assistance measures included rural cooperative medicine, local collective economy to provide clothing, shelter, medical care and burial expenses for social services and aid for establishing income-generating work to the old, the disabled, the orphaned, people who lost ability to work and who had no children. [9] This was to serve the heavy industry oriented development. The state underpriced agricultural products to support the expansion of heavy industry. From above, it is clear that the household system and social welfare system serve the end of state development strategy. This focus continues after the economic reform started.
Since the economic reform started, the establishment of socialist market economic order became the economic reform target. Social security policies, household registration policies, as well as old-age insurance policies were modified according to serve this state goal of economic development. The previous kind of social welfare changed according to the economic reform. The rural wubaohu system the welfare demined with the collective economy and was left to its own devices to finance its welfare and social services. In the urban areas the initiatives have been taken to replace the employer-based labour insurance model with a largely social insurance model. This because the economic reform requires further enterprise reform which in turn requires alternative forms and funding of worker social welfare. They began to change from multi-facets role to economic role in order to shake off the overburden of welfare responsibility to perform better in the market-orient economy. Household registration policies also have a series of changes according to the need of market economy development. I will elaborate it in the later tables.
From above, it is clear that household registration policies, social security policies, and old-age insurance policies changes are serving the state goal of development. Old-age insurance was introduced out the need of socialist market economy and serving the aim of shaking off the burden of enterprises to increase their efficiency in the competitive market context.
According to the concise analysis above, the changes of the policies of social security, household registration and old-age insurance are driven by the overall state development goal. There is also an obvious trend of the changes of the policies. I will briefly give the facts of the beneficial changes towards migrant workers. On the whole, the policies are loosening the restraining function of household registration system and the old-age insurance policies are enlarging its coverage gradually and migrant workers are encouraged to participate in the oldage insurance. Just as it shows in the following charts: a. Hukou policies. This table below is the major changes of hukou policies. These are the guidelines for migrant workers' social security and through these guidelines exploration of a proper old-age insurance system were encouraged.
Xi'an Case Study on Migrant Workers' Old-age Insurance:
I used survey questionnaires and interviews in this research. The survey and interviews was carried out in Xi'an in construction industry. The selection of this city and industry is first for a practical reason based on my network of contacts. Secondly, the design aims to examine sample that would roughly represent the general population. The survey was done at the end of 2011 among the migrant workers in construction industry. 600 questionnaires were distributed at five construction project spots, and 471 were returned. The effective return rate is about 75.2 percent. The in-depth interviews were carried out among: migrant workers, government officials, local residents, as well as enterprises managers. The examination of other groups was used as the complementary support of the research of migrant workers. The old-age insurance policy in Xi'an will be examined to supplement the research.
Xi'an in Shaanxi province has started to implements the old-age insurance for enterprises since 1984. Xi'an realised uniform management at provincial level since 2000, which means old-age insurance system is managed by provincial government in terms of old-age insurance fund, policy, standards and other calibres. Provincial government has the responsibility to develop medium to long-term social security policies and regulations for application in the province. The affairs about old-age insurance for enterprises are under the direct management of Shaanxi social security bureau.
The officials said the migrant workers' low participation lies in three aspects: one is the recognition of migrant workers towards old-age insurance; another one is the difficulty of collecting the old-age insurance fee from enterprises and migrant workers; the third one is old-age insurance will cause employment difficulty for migrant workers. The system old-age insurance policy is developing very fast, and there are some issues in the course of the implementation that the government officials do not know and there is not any specific regulation.
Another thing is the social security card now is distributed in Shaanxi province, which is supposed to solve the problem of portability of social security. With this card, people can carry their social security to another place. Migrant workers' high mobility is one of the reasons for their low participation of old-age insurance. Social security card will solve the problem. The plan is by the end of 2012, 5 million cards will be distributed. Compared to the whole population of Shaanxi province in 2007, only about 13 percent can get the cards. Low participation for enterprises old-age insurance is a comparative extensive phenomenon exists in some enterprises. Most used method of get rid of the obligation of pay for employees' old-age insurance is exclude new employees from the formal labour contract and other welfare. After two or three years, the employees become formal employees (zhengshi yuangong), then they can participate old-age insurance. From the elementary information, I found that migrant workers' participation rate is below the ordinary level. However, Shaanxi province government do not have exact old-age insurance participation rate of migrant workers until now. According to the questionnaire survey, migrant workers have very strong need in participation, just as it shows in the table: Although most respondents want to have old-age insurance to have security when they grow old, but in fact, most of them do not have one. The chart 3 reflected there is an extensive need for old-age insurance for 59.6 percent participates showed such need, however, three tenths of the respondents have not consider the old-age insurance yet. Although most respondents want to have oldage insurance to have security when they grow old, but in fact, most of them do not have one. One thing need to mention here is the 30.2 percent include the urban old-age insurance, rural old-age insurance as well as private old-age insurance.
From this data above, we see they have a strong need in old-age insurance; however, their participation rate is quite low. As argued before that, migrant workers' lack of capabilities is the reason for the low participation. The lack of capabilities can be reflected in their lack of information about old-age insurance policies.
63.3 percent of the respondents are not satisfied with the old-age insurance policies or do not know any about it. 68.5 percent of the respondents think the contribution rate is acceptable and would like to participate. However, without government promotion of the old-age insurance, most of the respondents, 74 percent of them are not familiar with the old-age insurance policies. Only a small group of the respondents, 15.3 percent think they know the old-age insurance policies, and only 7.3 percent of them are familiar with the policies.
When they have problems in work, not only they do not know the resort channels, but also most of them, 68.3 percent have no social contacts or social network to ask for help. When asked the difficulties of law resort to protect their interests, 37.9 percent of the respondents expressed the high money cost can be one obstacle, 31.9 percent considering the time cost, 24.4 percent considering the energy cost, 28.8 percent held that they had no documentary evidence, most of the people, 47.7 percent were not familiar with the law procedure, which is the biggest obstacle. This is also a manifestation of lack in migrant workers' capabilities. When asked about the labour arbitration, the obstacles were in several aspects: 30.2 percent respondents did not know this channel, 20 percent did not know how to write a application for labour arbitration, 22 percent have no time or energy, 59.2 percent were not sure about the procedure and regulation, and 13.5 percent expressed they did not trust it. In their impression, media is a possible way to solve Above is information collected from the questionnaire survey, I also found something new information in the interviews for migrant workers. Although from the questionnaire most of them ticked they will find the mangers to solve problem if they have, the interviewees said they always feel embarrassed to or dare not to talk to the mangers. They believed it is very worthy to join the union branch out the reason of good reward, but as the protection channel for them. To the union members, union is more like a welfare organization, but an organization solving workers' problems. The people did not participate in union wanted to join union out of the good return of benefits. They do not think the union can solve problems, especially labour-capital disputes, because the chairman of union in his company is also the vice-manager. Then the entitlements promised by law or policies are not actually practical, and migrant workers' capabilities are not functioning in such case.
Compared with other group including provincial government officials and enterprisers, migrant workers show lower capabilities in terms of the resources they command: financial resources, political resources, organizational resources and cultural resources, which show in the following chart: 
CONCLUSIONS
Although the old-age insurance policies for migrant workers seems encourage migrant workers to participate, the participation rate of migrant workers is still low. From the survey questionnaire, I found that they have very strong desire to participate old-age insurance but they did not participate. From the capabilities approach, migrant workers are lack of corresponding capabilities.
They firstly lack of information and knowledge of old-age insurance policies. From the survey, I found that most of migrant workers do not know much about old-age insurance policies and their understanding of the policies are limited. This is the result of lack of government polices promotion. It is not true of the pervasive assumption hold by many scholars, government officials and enterprisers that migrant workers do not have the conscious to participate in the old-age insurance.
The fundamental reason is the lack of migrant workers' capabilities to achieve their old-age insurance right, which is promised by the policies of current old-age insurance policies, at least, on paper. However, when migrant workers need to participate in the old-age insurance scheme, they need enough information about the policies through provincial government policy promotion, and they also need facilitators to help migrant workers to register their old-age insurance account, but currently it is the enterprises have the right to register for their employees.
When migrant workers' old-age insurance right are damaged or not protected, actually they do not have effective solutions to protect their interests. The union seems work as an entertaining and welfare organization, but not providing effective protection for migrant workers. Migrant workers do not have many effective resort channels to settle the labour dispute or protect their old-age insurance right. The current resort channels are thought to cost too much by migrant workers.
Compared the cost of taking up the channels to protect their rights, which includes time, money, energy, as well as other costs showed in the data, they found that protect their rights is not worthy. This kind of consideration makes migrant workers usually give up insisting on their rights including old-age insurance right. This is quite different from the pervasive understanding of migrant workers' lack of consciousness of old-age insurance. Their lack of capabilities makes it unworthy for them to pay the cost to strive to participate in the old-age insurance.
To create migrant worker capabilities to achieve their old-age insurance right, government should at least secure the basic entitlements of migrant workers, not only through the law and policies, but also in the implementation in practice. It is an unalienable responsibility of the government to promote the capabilities of migrant workers. The entitlements are always correlated with duties of government to enforce. As a disadvantaged group, migrant workers' entitlements especially need protection. It is also takes account of the fact that people may need different qualities of resources if they are to come up to the same level of ability to choose and act. To promote migrant workers' capabilities, governments need to create fairer social channels for migrant workers to access all kinds of resources, such as economic resources, social resources, organizational resources, and culture resources. Capabilities are the starting line of basic social justice.
